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lU*s3Y?-t k . j 

UNDER SECRETARY OF STATE 
FOR POLITICAL AFFAIRS 

WASHINGTON 

May 1, 1963 

at 12-year intervals, 
not automatically declassified. 



Dear John: 

I send for your consideration and comment the 
enclosed statements about our civil aviation policy 
toward the Sino-Soviet Bloc. The statements consist 
of a background memorandum and two attachments 
relating to civil air transport relations between 
the United States and the Bloc and to our policy 
toward Bloc civil aviation activities in the Free 
World. The enclosed statements were approved by 
the Secretary. 

I have asked the interested offices in the 
Department of State to initiate program planning, 
consistent with the objectives set forth on the 
enclosed statements, to anticipate and to meet 
Bloc civil air activities, particularly in Africa 
and in Latin America. In view of this concurrent 
activity , I should appreciate receiving your com- 
ments on the enclosed statements at an early date, 
preferably no later than May 15, 1963. 

Ambassador Clare H. Timberlake is coordinating 
for me this aspect of our civil air policy. In 
order to reduce formalities to a minimum I suggest 
that if any questions on the enclosed policy 

statements 

The Honorable 

John A. McCone, 

Director of Central Intelligence. 
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statements should arise you or your staff people 
communicate directly with Ambassador Timberlake. I 
am always available, of course, to discuss these 
matters directly with you. 

I am sending similar letters to other interested 
agencies: the Departments of Defense and of Commerce 

Federal Aviation Agency, Civil Aeronautics Board, 
and the Bureau of the Budget. 

Sincerely yours, 


W. Averell Harriman 


Enclosure. 
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- ()-’ STATE 

UNDER SECRETARY OF STATE. FOR J’Ol.XTI UAL AFFAIRS 

April 19, 1963 

E^OraimaJH GW CIVIL AVIAI'IOm POLICY TOWARD 
Sl^-aDVlET BLOC 


is necessary Co bring uo^to-dste our policy stateofint 
os? bilateral civil aviation relations with the Si no Soviet 
Mioc in view of developments since the previ mn policy state- 
went adopted in 1957 by the National Security Council" was 
withdrawn last year, While we assume thrt li the foreseeable 
future there is unlikely to be an improvement in our relations 
^ith the Bloc of sufficient iomort«nce tr wa ^rnnt consideration 
of a bilateral civil aviation agreement: , wo ■should be reedy for 
buch a contingency o The attached policy statement (Tab A) pro 
videa for that contingency and Incorporates considerations 
militating for and against an agreement on our side and on the 
Hoc side. 

The second draft policy statement (Tab 5) has been 
developed because NSC 5716/1 has been withdrawn and we need 
comprehensive policy guidance in the area of Bloc civil air 
activities abroad. Our earoerlence with the Congo, the Sudan, 
and Cuba suggests strongly to oe that we need e basic policy 
statement ©gains t which to measure and develop programs of 
action, particularly in Africa and Latin America, related to 
Bice civil air activities in tho Free World. 

i..fc is felt that such a nolicv acu* t raRf. er< the following 
premises and rationales 


(1) That Bloc inroads in the civil aviation area are un- 
desirable because thev can enhance, comet Imaa in atUsstantial 
measure , the Bloc 8 f) capabilities tc attain i? a militarv and 
political objectives in the developing countries, and 

(2) For both political and economic reason* cmr capabilities 
to prevent such inroads ere limited end therefore must be 
applied with circumspection on th-s basis of carefullv defined 
system of priorities 
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While the dangers from Bloc ooves in this field can be 
Indiscriminately exaggerated, ou experience amply demon- 
Titrates that they can afford opportunities for Bloc political 
gains beyond those provided by other forms of Bloc presence* 

;in a crisis situation such as occurred in the Congo and in 
€uba c the lack of air traffic rijsfttH handicapped the Bloc 
in supporting footholds it had gained through other means < 
Equally serious it the possibility that Bloc Influence in 9 
■sad control over, air facilities within a country could en 
able it to act quickly and decisively at a time of internal 
political crisis o 

Beyond these critical potentialities,, civil air access 
to the LDC's tends to enhance the Bloc’s prestige and to 
facilitate its over-all program to develop close political 
and economic bonds with specific developing countries , Bloc 
experience in Guinea and Ghana, however, indicates that civil 
aviation activities can boomerang* When the Bloc undertakes 
to support & civil aviation program that is uneconomic to 
begin with, it nans the risk of being saddled with the costs 
and the onus of responsibility vixen the program fails and dis- 
illusionment sets in* Mora generally . in any attempt to 
establish a broad International civil aviation network in 
scrapetitiQn with the West, the Bloc cue rates under the con- 
siderable disabilities of its relatively inferior equipment 
smd of prospectively thin traffic routes. 

In regard to our own limitations* we Mii&t recognise first 
that among the non-aligned developing countries the negotia- 
tion of an exchange of air right* with the Bloc frequently is 
viewed as an assertion of their recently won sovereignty and 
as evidence cf balanced neutrality* Additionally, an offer 
of Bloc civil aviation assistance can aoeaol to a strongly 
felt need Irrespective of its justification for improved 
transport facilities within end through those countries* We 
could attempt to counter such offers whenever they are made 
but such an across-the-board effort would be politically 
burdensome and would create serious distortions in our economic 
assistance programs 


These circumstances point to the need for flexible and 



Hviafcion 



aviation program it developing countries will bn meat success- 
ful in limiting Bloe pnetuttat to tht degree that; they ate 
consistent with oversell econ om ic eeelete— criteria* He 
S*955l » however * limit tier tetiow |g Ul» field solely jg 
gjgauggg justified by these crit eria. Our approach should be 
based on the following principles t 

1. Vs sbould nee diplonetic neetiw to discourage other 
Oovsnents from entering into civil avietlen agreements with 
the Bloc* stressing the dan gers involved and our unfavorable 
view of such action*' At the same tine* «e should sake sure 
that the developing countries have a clear mortars tending of 
where choir self-interest in feet line end an accurst* neaause 
«f their bargaining strength in any negotiation with the Bloe. 

2 . Through oar am progress end through actions developed 
Jointly with our elites, m should seek to encourage the 
development of n a t ion a l air services that neat the transporta- 
tion development needs of the c o un t r y concerned and fit into 
feasible regional services. Such pro grans would tend to fill 
vacuous that Bloc civil aviation offers seek to exploit and 
thus would provide the developing countries with effective 
self-interest grounds for rejecting civil aviation ties with 
the Bloc. 


3 . We should limit our preceptive efforts to those coun- 
tries where such programs would bn politically feasible end 
strategically dictated. 

Concurrent with the proeess of obtaining the concurrences 
of the other interested agencies * work will be started to 
formulate action programs designed to achieve our objectives 
in anticipating and in contravening Sine-Soviet Bloc civil air 
activities. 
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In Africa, where the Soviet sir pre33r.ce is already partially established, 
but where the Soviet civil aviation image has been somewhat tarnished, we 
should systematically review priorities to the and of ini 1 biting Soviet air 
advance into those gateways or countries where Soviet civil aviation would be 
potentially most dangerous to free world interests* In the Far Fast and Wear 
hast, political and economic ccnsiderabi oan will probably hold the Sino-Soviet 
Bloc where they are for the time being? nnverfchel ess . the situation should 
be reviewed to the end of assessing possible changes in attitudes toward ad- 
mitting Sino-Soviet Bloc air services* 


C* 


ireful 


joscr 


:i:\, neeos to or 


of our own means and capabili- 
ties for limiting and preventing the advance ox Stroc-bovi et civil aviation in 
the free world* We should not consider ourselves iim fce< to 3 civil aviation 
response; there may be occasions and opportunities for the use of other means 
or techniques to check the extension of llno~Soviet civil aviation* Within 
the area of civil air transport itself, there is reed to assess the aval 1 - 
ability or relevance to parti c ular situati ons ot vbc. 1 ole owing assets and 
techniques and to apply them promptly; 

1 „ ihe provision of technic al assistance f or the civil aviation, 
from (a) the united States , ft) other free world «• ounirios. snd U ) the \P-h§ 
and ether ■' cts rnational org :■ n* z&ti ons * 


Pinanc 1 ax a ' 


from 1 h -i uni tec Civ tec or other free world. 


3urc.es* for civil air fne,;j 1 l ies ’-.nr-luc y< - j. c .ft . cd operations. 


j„ Assistance , tarci ft finarr ■>-.! moans <>r b;v pnrviotpatroii of United. 
States or other Free World c, ?■ enterprises , tv. the core lopmert a no exp ansi, on 
of regional air services , the oistcnco <4 vhrori vouic. tend to work against 
g. favorable attitude toward c'v5i aviaui on agre ement s wit a 3 i no»3ovio fc Bloc 
countries* 
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to land in these territories for inspection. The Convention prohibits the 
carriage of munitions or implements of war over the territory of adhering 
states unless advance permission has been obtained 0 Most Free World coun- 
tries have accepted the obligations of the Chicago Convention and 'it should 
be our policy to assure that the appropriate provisions arts sidely known 
and enforce i„ 


E. seeking to achieve the objectives set forth in this policy 
statement, it will be necessary to keep in view our larger international 
avxa i., ion goal of maintsmxng and building an efficient and economic al3y 
viable international air transport system. It should be recognised that a 
policy of inhibiting the extension of Sino-, Soviet Floe Mvii aviation may 
involve actions inconsistent with this goal, When this is the case, the" 
departure from basic international air roily should be recognized and the 
potential benefits or gains to our security interests assessed accordingly. 


a= 

* y, 
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POLICY STATW'NT OM Bl'L/-TKRAL .JXVll. A lit TIATTS v : { YRf 

WlTm'sfiYt ::g JK' f p? 3 ;PO-. 
3CT' ? Df ' BLOtr“‘ ~ 


nB.IEC'OV’FL 

1. To prevent or inhibit the use by the Soviet Bloc of civil aviation 

as sn instrument to penetrate and subvert the nations of tie free world® 

2r, To persuade other countries, portir ularhy In Latin America and other 
anasrdeveiopeo countries , not to permit Soviet "Bloc countries* to provide e.i r 
services to those countries and net tc per*ii. t Soviet Plct countries to provide 
equipment and technics!, as si starve to rati oral air err-^rprises*. 

3« To bear in mind the •■■lose relations hip between owe civil avi <?ti on 
poi icy toward the soviet Bine arc our sfoi'-ifv tc ?nfliter.o«» the p-fli les of 
other free world c ountri es in this field toward tee B' o 

U Nevertheless , recognising that a me lor Irnpi’overeni in relations between 
the TJS and the USSR would rev- ,; vr interest in the establt sbment of a civil, air 

transport agreement between us . to remain flexible enourh '■o take advantage of a 

serious change ? n attitude on the part of one Soviet- Kloc »;ouhtrv, particularly 
£ satellite „ towards the Uni ted States so ss? to consider such direct air services, 
under suitable safeguards, at that time* 

?o -Anticipating such ciunirsXity ; to minimi ze the pa nts of conflict in 
policy which would result from ? future change of dimnte ’cncourapir.i? the 
establishment of civil air relations between the •<$ and a. 'Soviet Bloc country 0 

Tv J Of POT fOYJlU! 1) ft m 0 

C op3io. orati on A ff g ating the: Timing of a Civil Air Agreement Between OS and the L3SR 
to Soviet t<loc civil air penetration of developing countries is undesirable 
as it can enhance the Bloc's capability to attain Its mi "lit err and political 
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objectifies, in a crisis situation, air traffic rights can be used t< 
footholds which theBloc powers have gained through otbe- moans, Equally serious 
is the possibility that Bloc Influence in., and control ;.y»r, air facilities 
within a country could enable it to act quickly and decisively at a time of 
internal political crisis,, The Us has therefore consistently followed a policy 
of s* eking to dissuade countries which may he opened to serious communist. pene- 
tration from entering into air services agreamert with the Soviet Bloc countries 
or accepting ibe- ? - aviation assistance., 

/ ibe i»ask of perwundi rtf cb hor countries, 'nr'tc lav-.'o- « n T.'?t.-5rt ■•v'BT rf t f 3. 
r;ol to permit Soviet Blcc air services to their countries and not -V rrre r t 
>jO;!Su Bj.oc' civil aviation at would, be ueda diff u- nit. -j-p .,'-v v» , 

i^j-eraenoa fcion of direct mr servicer between the ■ oy-yi -y ■, ^ 57? y i; - 

policy toward Tshem should accordingly de-emphasize our cm refusal to sign such 
agreements with the Soviet Bloc and rely jnore on •-'■be argument that the under- 
developed countries would (further) open thotr countries to Soviet, penetration 
sue subversion by entering into such agreements. 

B„ The entry of a US carrier into the USSR 5s >f little economic value 
** ne BS and involves no significant element of rational prestige. ij.* should 
not enter into an air services agreement with the Soviets sn long as the ad- 
,• an i. ages i.o us are outweighed by the disadvantages , end especially while we .••an 
hop® by such a policy to prevent or inhibit the peuet ration of developing countries 
i:y the Soviets through air services agreements . 

Po .Soviet entry into the US is, on the nicer hand, g ratter of great, 
political importance to then and Is a substantial core ess: ? on which the US can 
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wake at an appropriate time* To retain flexibility and to minimize the 
points of policy conflict which would result from a future change in the re- 
lations of the US and 'Hie Soviets and would encourage the establishment of 
civil air services between the two countries , actions taken in the interim to 
inhibit Soviet Bloc civil air penetration of other countries should be so- 
designed. as to minimi ae the inconsistencies in policy which might otherwise 
result in the event of the establishment of future civil hr services between 
the 1'S and. the USSR* For this reason, the m3 should be prepared to consult 
with other countries, especially the countries of Latin America, before enter- 
ing into negotiations with the J ovists* 

U *3.,- USSR Air Transport Beiati onst 

10c An Air transport Services Agreement between v.be US and the USSR 
was initialled on August 23., l?6l„ Xt was not signed at what time because 
of the unsatisfactory relations between the two countries caused ay Soviet 
belligerence in connection with Berlin 0 5 'rom ths technicals security and 
commercial viewpoints that agreement was adequate at that time and probably 
could serve as a basis for agreement in the future. 
il„ . Any agreementmusv. inr, Xude: 

a* Adequate security safeguards . 
bo Reciprocity of rights exchanged* 

Oc Careful definition of the conditions under 
which the rights are to be exercised. 

If, Because of the potential disadvantages for the ini bed States involved 
in bilateral U3— USSR uxr services, uhe msoiuub.icn ux s *,.c n services should us 
considered only following a ma.ior iTnSP'Gvt.ment in general relations between uhe 


two countries o 
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Air Transpo rt Re' l at-ions vb i.h fuher Soviet Bloc Oorr-trbss* 

13 o A.f long as the United States has a policy of non-recogniti on of 
the regimes in the Soviet Zone- of Germary , mainland China, North hone a, and 
Worth Vi et-Wam this Government should not permit American air carriers to 
establish services to those countries arc should rot r-en tit their airlines 
to serve territory under Urn ten states rortrol 

1U. Czechoslovakia is nr; adherent to the Convent i on wn Internet oral 
Civil Aviation and to the Internet? onal Air Services Yransi t Agreement,, a 
bilateral Air Transport Agreement still exists between the United States and 
Czechoslovak? a* Although C zee noslovakia is entitled to certain rather ex- 
tensive rights under these agreements, the United Staves should net allow 
Czechoslovakia to examine them unless there is a major Improvement in re- 
lations between the two countries. In that ease the existing bilateral agree- 
ment should be renegotiated to meet the requirements cc ;j\ above* Barring such 
a major improvement in relations } the existing bilateral agreement should be 
'terminated if that is the only way to prevent utilization by Czechoslovakia 
of its rights under that agreement* 

X5’o Similarly the baited States nhould seek to prevent G ze*' hosl ovskla 
from using its rights under any of the agreements listed in 1'u above to transit 
the United States or territory or air bases under United States •'ortro’.l to gain 
access to Latin Araericc or ocher underdeveloped areas, Actions taken in this 
direction must .be carefully devised in order no , to compromise the broad bene- 
fits which the United States and other Free World com or? es derive from the 
International Air Services Transit Agreement, 
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16 0 Poland is also an adherent to the Convention on International 


Civil Aviation and the International Air Services Transit Agreement# Any 
attempt by Poland to exercise such rights in or over United States-oontrolled 
territory or air bases must be considered in the framework of over- all United 
States policy toward Poland# Poland should not be allowed to use such rights 
to gain across to Latin America or ocher underdeveloped areas# The. precau- 
tionary consideration set forth in the last sentence of paragraph 15 above 

f 

applies here also 0 


17 o If Bulgaria, Hungary, or Rumania seek air transport relations with 
the United States, similar criteria should be applied as in the case of the 
USSR, Czechoslovakia, and Poland# 

18# If the USSR, or another Bloc country, subsequently adheres to the 
Convention on International Civil Aviation or the International Air Services 
Transit Agreement, the United States civil aviation policy toward that country 
should be immediately re-evaluated,, 

19# Any action proposed on the subject covered by this paper should be 
cross-checked with the Statement of United States Civil Aviation Objectives as 
related to Soviet Bloc Civil Aviation Activities in the Free World # 
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ATT ACHME NT 

Genera l C onsi derations 

Introduction: 

io At the end of World War II, the United States had the material and 
manpower co mount an ambitious international civil aviation system throughout 
the world. It did so with great success, it also was the leader in establish- 
ing the International Civil Aviation and the International Air Services Transit. 
Agreement which xacili'cated. the development of civil aviation, 

2 0 At that time the USSR had relatively little capability in the inter- 
national civil aviation field and was occupied with establishing its own 
domestic civil aviation network, Soviet air transport aircraft were largely 
American-made, or copies of American-made aircraft,, Gradually through the 
postwar years the USSR established a domestic network suitable to its own 
requirements and developed turboprop and pure jet transport aircraft of its 
own design. The general standards of Soviet civil aviation are still many 
years behind those of the United States, This is true both in the technical 
and customer service areas, 

3= The standards set by United States airlines., the Federal Aviation 

Agency and t.he '-'ivil Aeronautic s Board have been ccoioj in many countries of 

the world o Many of the American companies have played a role in assisting 

foreign airlines to establish themselves. Similarly many employees of the 

Federal Aviation Agency hate done technical assistance wrk either in civil 

Aviation Assistance Groups under Alp programs or as ICAO technical assistance 
advisors. 
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Co Improve communications with the Soviet and Bloc missions in the US. 
d„ Save foreign exchange by carrying Soviet official delegations and 
tourists to the US and earn foreign exchange by canying foreign passengers. 

e. Facilitate the controlled travel of Soviet citizens. 

6 ° Additional advantages to USSR: 

a. An agreement with the US would ramediately put the USSR in a much 
better position to obtain similar rights in other countries, especially 
in Latin America and in African countries where landing «nd overflight 
rights would be necessary to conduct a Latin American service,, 

b. Connecting flights out of the United States would facilitate Soviet 
capability, already ample, of Soviet clandestine services to conduct 
espionage, sabotage, and subversion in other free- world countries. 

7. Recip rocity 

Full reciprocity roust be insisted upon in air transport relations with 
Soviet Bloc countries. 

80 Operational Proble ms — 


The occasional special, flights of Soviet aircraft into the United States 
have demonstrated that there are operational problems growing out of inc ompatibiliiy 
of equipment and air traffic control systems, crew discipline and training, and 
airworthiness and operational standards. Solutions to these problems must be 
provided for if reciprocal air services are established. 

9o Subsidy 

Pan American World Airways is the only American carrier certificated to 
service the Soviet Union. Even if this particular route were operated at a loss. 


such loss would not of itself— under the UB Supreme Court decision of February 1 , 
195U — establish a basis for Subsidy under the Federal Aviation Act. Pan American 


Board would want to constitute the route in such a wav that the matt.? 


er of snbearhr 
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would not be likely to arise, 

10* Internal Secur ity 

The operations of Soviet bloc airlines within 'the United States have 
obvious security implications and may well impose: an increased burden on 


departments and agencies responsible for implementation of the Us internal 
security program, particularly those aspects having to do with espionage, sabotage, 
end subversion, and the clandestine introduction of nuclear weapons,. While 


aircraft would be effective vehicles 


for the introduction of 


fissionable material 


or for surprise nuclear attack, it seems unlikely that, given cur deterrent 
striking power, the Soviets would risk a sneak attack with one or two aircraft. 
This security factor was covered by the report by the Interdepartmental 


Committee on internal Security ( ICIS ) 


concerning Internal Security Safeguards 


Applicable to the Entry into the United States of Soviet Bloc Aim raft Engaged 


in Scheduled Mr Service;, March 23, 1961 „ 


CHf imberlake : pp 1/ 29/63 
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date: 6 May 1963 


TO: 


DAD/RR 


FROM : 


subject: Soviet Civil Aid 


REMARKS: 


Could your people prepare appropriate 
reply and route it to A/DCI via 
myself . 


A 

c 

T 

I 

O 

N 


Pis return this buckslip 
with your reply 
REFERENCE DDI 2231-63 
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MEMORANDUM FOR: Mr. Kirkpatrick 


At 


and] 

interests . Q 


suggestion. 


reviewed thi s response for DD/P 


] passed their comments 


to I&rry Houston who gave us their suggestions as 
well as his own and signed off on the draft letter. 



Deputy Assistant Director 
Research and Reports 


13 May 6^ 


(DATE) 


form NO . 

I AUG 54 


101 


REPLACES FORM 10-101 
WHICH MAY BE USED. 
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STAT 
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«hU o«i« - ^ ^ 


Suspense 


. 13 May 19 63 latest 


Approved For Re leai 

^ iTnclassif iei 


Fsoeon 


date 


SCRET 


FORM NO. 007 


Use previous editions 


r U S. GOVERNMENT 


printing OFFICE 


. ,961 0^5B72&2 


25X1 




